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Introduction 
 
Over the last twenty-five years, a research area within the broader field of welfare state reforms has 
emerged concerning social policy reforms in the ‘new’ states of Central- and Eastern Europe (CEE). 
The welfare systems of these countries are seen as having several unique characteristics which 
provide a rationale for such an analytical distinction. The most prominent of these characteristics 
are: an extensive social security system, relatively low social security benefits, and attempts at 
liberalizing social policy (Aidukaite, 2011, p. 218). An observation that has been of particular interest 
to researchers is that despite the similar starting points, the transformation processes in these 
countries sometimes resulted in quite diverging welfare arrangements (Orenstein, 2008a). For 
example, whereas in Slovenia and the Czech Republic adjustments were mainly made within the 
existing system, more comprehensive restructuring occurred in Poland, Hungary, and Slovakia 
(Inglot, 2008, p. 5).  
In order to provide an overview of the literature within this research area, several different 
approaches have to be discussed. A noteworthy debate is held between scholars using the historical-
institutional approach and those applying the actor-centered approach. This debate revolves around 
the question whether historical-institutional legacies created a path-dependent reform process or 
whether welfare systems have been shaped through competition between various domestic and 
international actors (Adascalitei, 2012, p. 60). More recently some scholars have sought to combine 
these two approaches and in the process ‘invented’ neo-institutionalism (Cerami & Vanhuysse, 2009; 
Mahoney & Thelen, 2010). However, as argued convincingly by Adascalitei (2012, p.62), this 
approach suffers from trying to take into account too many factors and fails to provide clear causal 
mechanisms. The main argument of the traditional institutionalist approach rests on the idea that 
historical institutional arrangements continue to influence social policy reforms (Inglot, 2008; 
Pierson, 2001). The studies mentioned have pointed out how the legacy of a Bismarckian welfare 
state has shaped social policy reforms in many CEE countries. Within the strand of actor-centered 
approaches on the other hand, several authors have focused on the influence of party politics and 
party ideology on welfare state reforms. Cook, Orenstein and Rueschmeyer (1999) and Tavits and 
Letki (2009) have, among others, researched the role of leftist parties in reform processes in 
transition countries, although they came to slightly different conclusions. Tavits and Letki argue that 
leftist parties had stronger incentives and better opportunities to pursue welfare reforms, while 
Cook, Orenstein and Rueschmeyer found that these parties mainly tried to defend the existing 
welfare arrangements against neo-liberal influences. Jensen (2014) has extended this area of 
research to include right-wing parties and their attitudes towards specific social policy reforms. 
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Others have focused on the role of state elites, which have been described as having significant 
power in setting the social policy agenda in countries with weak political parties and underdeveloped 
civil societies (Aidukaite, 2004; Cerami & Vanhuysse, 2009).  
However, both the institutionalist and domestic actor-centered approaches have failed to 
take into account the role of international organizations and the mechanism through which they 
have shaped the reform trajectories in these transition countries. Several scholars have commented 
on the importance of these organizations, but often in studies aimed at researching the effect of 
other factors on welfare reforms. When analyzing CEE welfare systems and how these fit into 
traditional welfare state typologies, Kuitto (2016, p. 2) states that various international organizations 
have actively sought to influence welfare reforms by proposing different models based on different 
ideals and interests. Other authors give these organizations even more credit, describing them as 
’having a fundamental impact’ (Orenstein, 2008a, p. 87) and being ’extremely successful in 
influencing the policy direction’ (Cerami, 2010, p. 248). Several of these international organizations, 
including the International Labour Organization (ILO), the Organization for Economic Co-operation 
and Development (OECD), the International Monetary Fund (IMF) have indeed sought to influence 
social policy reforms in these countries. However, from the literature we can identify the European 
Union (EU) and the World Bank as the most active international organizations in advocating social 
policies in CEE countries (Aidukaite, 2011, p. 217; Cerami, 2010, p. 249; Deacon, 2001, p. 156; Kuitto, 
2016, p. 2; Orenstein, 2008a, pp. 88-89). According to Cerami (2010, p. 248) most research on the 
influence on the EU and most notably the World Bank has concluded that these two organizations 
have had a significant impact on social policy reforms. Importantly, Cerami states that this influence 
can be exerted through binding directives (such as EU membership criteria and World Bank 
conditional loans) or moral persuasion (for example EU policy reviews and World Bank-sponsored 
research and conferences). The latter explains how these organizations can still shape policy reforms 
in the absence of conditionality, which is deemed nearly impossible by some scholars focusing on 
domestic actors (for example Cook, 2007; 2012). 
Nevertheless, social policy reforms in these countries have often been triggered by the 
prospect of EU membership in the near future (Wagener, 2002, p. 158). As a result of this, a 
significant body of research has emerged around the accession to the EU of eight CEE countries (the 
EU-8) in 2004. Firstly, these studies have observed an alleged fear within EU members that rigorous 
social spending cuts ‘would force people to move west or to export their social and medical 
problems’ (Orenstein, 2008a, p. 88). Whether these concerns were justified has been contended by 
World Bank-sponsored research, which concluded that fears of mass labour migration were 
exaggerated (Linn, 2004, p. 65). Secondly, the majority of these studies have noted that the 
involvement of the World Bank and the EU during this accession process varied across different social 
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policy areas. While the EU was often concerned with health and safety prescriptions, work time, 
equal opportunities, and social partnerships, the World Bank focused on poverty reduction, labour 
market reforms, and social protection measures like pension reforms (Barr, 2005; Guillen & Palier, 
2004; Haughton, 2007; Wagener, 2002; World Bank, 2002). Thirdly, these organizations have at times 
proposed different solutions to the problems and challenges that arose regarding the sustainability 
and quality of social welfare programs. In these cases, the EU often seems to have conceded to 
World Bank proposals as the latter possessed more expertise on many of these issues. This allowed 
the latter to take the lead on these issues (Orenstein, 2008b). In an attempt to position the cases of 
eight CEE-countries which joined the EU in 2004 (the EU-8) in a broader context of EU accession, 
Guillen and Palier (2004) compared social policy reform trajectories during their accession process 
with those of Greece and Spain, who both became EU members in the 1980s. The authors found that 
the substance of social policy reforms had changed as a result of a changing EU social model and the 
development of the single market and the Open Method of Coordination (OMC), a tool for non-
binding soft regulation based on the coordination of policies between member states (Guillen & 
Palier, 2004, p. 206).  
While there have been case studies that touched upon social policy reforms in subsequent 
accession processes (Sotiropoulos, Neamtu & Stoyana, 2003; Stubbs, 2008), there has not been a 
comprehensive study of how the involvement of the EU and the World Bank in social policy reforms 
has changed since 2004. Such a project would provide a contribution to our knowledge of how the 
general involvement of the EU and the World Bank in social policy reforms in accession countries has 
evolved over. The research question of this study will therefore be: how has the involvement of the 
EU and the World Bank in social policy reforms during EU accession processes changed since 2004?  
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Theoretical Framework 
 
Since the aim of this study is to determine the involvement of international organizations in social 
policy reforms, the approach will be inherently actor-centered. Such an approach aims to ‘construct 
transformations of social policies based on the tactical actions in which political and economic 
stakeholders have engaged’ (Adascalitei, 2012, p. 62).      
 Furthermore, this study draws on and combines insights from two strands of research within 
this broad approach. The literature on Europeanization prescribes that in order to understand social 
policy change in candidate countries, it is necessary to analyze the adaptive pressures put on these 
countries by the EU and other international organizations, as these shape the possibilities for 
domestic reforms. Adaptive pressures include all models and recommendations that originate at the 
international level (Cowles, Caporaso & Risse, 2001). Although this approach does employ some 
analytical tools derived from institutionalist approaches (Deacon, Lendvai & Stubbs, 2007), it mostly 
stresses the role of international organizations. Building on this model, Guillén & Palier (2004, p. 204) 
have stated that sufficient understanding of these various ‘adaptive pressures’ is needed before the 
interaction between international and domestic structures can be analyzed.   
 By specifically taking into account the role of a global organization such as the World Bank, 
this study is also connected to the research on Global Social Policy. This school ‘tends to emphasize 
the role of named international actors often contesting the content of specific social policy 
prescriptions for countries’ (Deacon & Stubbs, 2013, p. 6). Within this approach several analytical 
tools have been developed, including analyzing global policy advocacy coalitions (Orenstein, 2008a) 
and studying local-global connections in politics of scale (Deacon, Lendvai & Stubbs, 2007, p. 238). 
However, due to the limited availability of sources and time, the approach applied in this study will 
resemble those within complex multilateralism. Whereas most studies within this approach also look 
at role of global social movements and transnational corporations, this study focuses solely on 
intergovernmental organizations and addresses ‘their capacity to act as agents to impede or impel 
change’ (Deacon & Stubbs, 2013, p. 6). As said before, the most important international actors in the 
social policy realm have been the EU and the World Bank. In line with the Europeanization school, by 
applying this approach it is not assumed that competition at the national level has become irrelevant 
when it comes to social policy reforms. However, it does highlight the importance of global actors in 
creating a framework in which national actors compete. 
Theoretical Expectations 
While these approaches help to place this study within the broader literature, they do not 
directly provide an indication as to whether and how the specific research question asked in this 
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study might lead to valuable academic insights. The rationale for conducting this research has to 
come from a set of theoretical expectations predicting that the empirical evidence will either show 
continuity or discontinuity in the roles of the EU and the World Bank. However, as there are no 
specific theories explaining the respective roles of these organizations in accession processes, the 
theoretical expectations for this study have to be derived from the findings of earlier studies of 
accession processes and the development of EU social policy in general.   
 The first set of general expectations is based on the study of Guillén and Palier (2004) that 
has been mentioned earlier. When comparing the accession processes of the EU-8 with those of 
Greece and Spain, they found that there had been a change in the involvement of the EU in social 
policy reforms. Changes in the ‘EU social model’ that was proposed to the acceding countries meant 
new and increased obstacles that had to be overcome. Not only did they note an increased 
involvement of the EU, the substance of their proposals had also changed. The EU had moved 
towards the neoliberal models put forward by the World Bank and dealt with more areas of social 
policy during the accession process (Guillén & Palier, 2004, p. 206). Moreover, the history of EU social 
policy has shown that after each enlargement wave of less developed countries structural funds 
were improved and more tools were made available for incoming members. Enlargements have as 
such been a catalyst for changes to the European social model (Guillén & Palier, 2004, p.207). From 
these observations it is expected that after the accession of the EU-8 the social model proposed by 
the EU to candidate countries has been changed. The areas of social policy Guillén and Palier referred 
to in which the EU might have become increasingly involved include social development and 
protection, pensions, economic participation of minorities (social inclusion), education and health. 
Before 2004, the World Bank had been significantly more involved in these areas than the EU 
(Deacon, Lendvai & Stubbs, 2007, p. 229; World Bank, 2002, p. 6).    
 More specifically, Ervik, Kildal and Nilssen (2009) identified the mechanisms through which 
the EU’s involvement in social policy reforms in their member states has increased. Among these are 
the increased activity of the European Court of Justice on matters related to social benefits and the 
extension of the OMC to more areas of social policy. The OMC started a way of coordinating 
employment policy between member states, but has been extended to include social exclusion, 
healthcare and pensions throughout the 2000s (Ervik, Kildal & Nilssen, 2009, p. 3). The European 
Commission supports the intergovernmental working groups within the OMC with research papers 
and policy recommendations. Although these mechanisms are exclusive to EU members, it is 
expected that the involvement of the European Commissions in these areas can be translated to 
policy recommendations for acceding countries. To summarize, it is expected that the empirical 
evidence will show that the roles of the EU and the World Bank in accession processes have 
continued to change over time. This will manifest itself in increased involvement by the EU in social 
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policy reforms in general, and more specific in areas that were previously the dominated by the 
World Bank.  
Concepts 
Recalling the research question, several elements need conceptual clarification. First of all 
the concept of social policy reforms: which types of reforms are eligible for the analysis that will be 
conducted? Many of the academic works cited in this study fail to provide a clear conceptualization 
of the type of policy reforms they are analyzing (Cerami & Vanhuysse, 2009; Guillén & Palier, 2004; 
Kuitto, 2016; Wagener, 2002). This is problematic on its own, and the issue is further exacerbated by 
a lack of consensus on the name for the category of policies that are under scrutiny. Several authors 
have chosen to focus on social policy reforms (Armingeon 2010; Deacon, Lendvai & Stubbs 2007; 
Guillen & Palier 2004). Meanwhile, others have decided to use the term welfare state reforms or a 
variation thereof (Aidukaite, 2011; Cerami, 2010; Kornai, Haggard & Kaufman, 2001; Kuitto, 2016; 
Sotiropoulos, Neamtu & Stoyana, 2003). Yet another group of scholars seem to use the two terms 
almost interchangeably (Inglot, 2008; Orenstein, 2008a; Wagener 2002).    
 Aidukaite (2009, p. 24) attributes this conceptual confusion to the observation that the term 
welfare (state) reforms has often only been used when discussing the social provisions in affluent, 
developed democracies. Social policy was used as a ‘lower’ concept applying to less-developed 
countries. However, she also acknowledges that in many other instances the two terms have been 
used interchangeably. Aidukaite concludes by arguing that the object of analysis should be the 
welfare state, defined as ‘a government obligation to ensure a decent standard of living for its 
citizens given as a social right through such channels as social security, social services, the labour 
market, housing policy, education and healthcare’ (Aidukaite, 2009, p.26). However, some authors 
who prefer to use the term social policy apply a distinction between welfare state policies and social 
policies. For example, Armingeon (2010) states that social policy contains some core elements of the 
welfare state, including social assistance, social security and social insurance, plus labour market 
policy and education. Which policies fall under the three core elements remains unclear, health care 
is not specifically mentioned, and no support is provided for the statement that labour market policy 
and education are not core elements of the welfare state.     
 Therefore, there are not only different terms used by different authors, but there is also not 
a clear debate that is being referred to when authors attempt to clarify which exact policies are 
included in their analysis. As it is not the aim of this study to provide guidance for choosing between 
the two terms, they will for now be regarded as being synonymous. For the sake of clarity however, 
the analysis in this study will use the term social policy reforms. This choice is motivated by the fact 
that both the EU and the World Bank seem to prefer this term, as becomes evident from a scan of 
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policy documents relevant to this study (Barr, 2005; Linn, 2004; European Commission, 2018a, 
2018b; World Bank, 2002). When it comes to pointing out actual policies that belong to this category 
there does not seem to be ground for excluding any of those mentioned above. Therefore this study 
will follow the broad set of categories mentioned by Aidukaite (2009). To conclude, social policy 
reforms are understood as reforms of those government policies which are aimed at providing a 
decent standard of living for the citizens of a state, including social security, social services, labour 
market policies, housing policies, education and healthcare.      
 As this conceptualization encompasses a wide variety of social policies, it is not feasible to 
analyze all policy recommendations that are linked to improving social circumstances in the current 
study. Therefore, the analysis will be restricted to a few selected policy areas which are deemed to 
cover a substantial part of the spectrum of social policy reforms: health care, pensions, education, 
and social inclusion. These policy areas have in common that the World Bank had been involved in 
each of them in accession countries up until the EU-8, whereas the involvement of the EU was either 
very limited or nonexistent (World Bank, 2002, p. 6). Moreover, as stated in the theoretical 
expectations, it is expected that the EU has increased its involvement in at least three of these four 
policy areas: pensions, healthcare and social inclusion (Ervik, Kildal & Nilssen, 2009, p. 3). Table 1 
gives an overview of the policy areas and their conceptualization in this study.  
Table 1 
Conceptualization of selected policy areas. 
Policy area Conceptualization 
Health Care Policies addressing ‘’services provided by medical professionals aimed at 
promoting physical and mental welfare, through the prevention, treatment and 
management of illness’’ (Bevir, 2007, p. 405). The conceptualization therefore 
excludes health regulations in workspaces and social care, which focuses on 
assistance with daily activities, maintaining independence, protection in 
vulnerable situations, and help in accessing care homes or other supported 
accommodations (Department of Health, 2012, p. 50). 
Pensions All the government actions taken to transfer resources from the working to the 
non-working population via public pension schemes. 
Education Includes, in line with the  broad conceptualization used by the EU and the World 
Bank, all primary, secondary and higher education, vocational education and 
training (VET), and adult or lifelong learning programs funded using public 
finances (European Commission, 2005; World Bank, 2004) 
Social Inclusion Government policies addressing the different aspects of social disadvantage 
through improving the economic, civil, political and social position of 
disadvantaged groups (Bevir, 2007, p. 881).  
 
The involvement, or lack thereof, of the EU and the World Bank in these social policy reforms 
is seen as the official recommendations and remarks made by the respective organizations. The EU is 
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in these instances seen as represented by the European Commission, as it is the body that is in 
charge of the accession process and membership negotiations before the European Council formally 
approves the membership application. The World Bank is the name commonly used for two 
organizations within the World Bank Group: the International Bank for Reconstruction and 
Development (IBRD) and the International Development Association (IDA). The focus in this study will 
be on the former as the latter only deals with the world’s poorest countries, a characterization to 
which the countries investigated do not conform according to the World Bank.   
 The EU accession process in which the involvement of these organizations will be analyzed is 
understood in this study as the period between the decision by the European Council to grant a 
country candidate status and the moment the accession treaty is signed. This choice follows from the 
observation that the European Commission starts issuing regular reports only from the moment a 
country has been officially recognized as a candidate for membership (Copeland, 2013, p. 2). Now 
that the different elements of the research question have been conceptualized, the next chapter will 
focus on how this question will be answered. 
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Method 
 
Research Design 
Answering the research question will require a qualitative analysis of how policy 
recommendations by the EU and the World Bank have changed over time in accession countries 
since the EU-8 joined the EU in 2004. This requires several steps to be taken before the actual 
analysis can be conducted. Firstly, a research design has to be selected. In theory the question asked 
in this study could be answered by analyzing a single case if the country in question has been in the 
process of accession since 2004. However, the only candidate country that falls into this category, 
Turkey, will be excluded from the analysis for reasons explained in the section on case selection. As a 
consequence, a multiple-case study must be conducted in order to measure the full range of possible 
changes that have occurred since 2004. Instead of comparing these cases among each other, the 
findings from these cases will be combined to give an overview of the involvement of the EU and the 
World Bank in policy reforms. 
Data Analysis and Selection 
The method of data analysis is partly dictated by the type of sources that will be used for the 
collection of data. Considering the constraints on time, the difficulty of getting access to the 
organizations involved and the nature of the research question, conducting interviews is neither 
viable nor necessary. The analysis will therefore rely on data that will be collected from policy 
documents. To analyze these documents, this study will use the method of qualitative content 
analysis. This method ‘comprises a searching-out for themes in the materials being analyzed’ 
(Bryman, 2016, p. 563). A theme in this method of data analysis is a category defined by the analyst 
which is related to the research question and provides a basis for the theoretical understanding of 
the data (Bryman, p. 584). In this study, these categories will be recommendations in the social policy 
areas identified earlier; health care, pensions, education, and social inclusion.   
 The materials from which the empirical data will be gathered are official EU and World Bank 
publications concerned with policy reforms in accession countries. For the EU these will be the 
annually published country-specific progress reports, which were renamed to simply reports in 2014. 
Data on the involvement of the World Bank will be extracted from Country Assistance Strategies 
(until 2008) and Country Partnership Strategies (since 2009). These strategy reports combine findings 
and recommendations from all other relevant World Bank publications regarding social policy 
reforms in a certain country. All documents used are publicly available from the websites of these 
organizations and were published in English. 
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Operationalization 
In order to use these documents for the analysis of the involvement of the EU and the World 
Bank it must be clear how the involvement of these organizations in reforms in the selected social 
policy areas will be measured. To do so, indicators representing these concepts in the empirical data 
have to be pointed out. Using these indicators will allow for a systematic comparison of the data 
found in the documents. The EU and the World Bank are considered to be involved in a specific policy 
area if they mention certain terms directly related to these areas in their recommendations and 
evaluations. These terms have been derived from an initial reading of some of the documents that 
will be used in the analysis. They will be ‘’health care’’ and ‘’pensions’’ for those policy areas, and 
‘’education’’, ‘’schooling’’, and ‘’teaching’’ for educational policy. The policy area of social inclusion 
as conceptualized in this study is referred to using a wider variety of terms, including not only ‘’social 
inclusion’’ and its counterpart ‘’social exclusion’’, but also ‘’minority’’, ‘’socially disadvantaged 
groups’’, and ‘’access to social services’’.        
 The involvement of the EU and the World Bank in these policy areas will be analyzed on three 
different aspects. Firstly the number of policy recommendations and remarks will be measured. This 
will not be done by counting the number of times a certain term appears in a document, but rather 
by looking at how many different recommendations or remarks are made regarding each policy area. 
This ensures that repetitions of recommendations and remarks in introductions and conclusions will 
not be counted double. Secondly, the general content of a recommendation or remark will be 
analyzed. Differences in involvement between the EU and the World Bank might not only be revealed 
by measuring the frequency and specificity of recommendation or remarks, but also by looking at 
which general issues are addressed within each policy area. Analyzing the general issues that are 
addressed provides more depth to the conclusions about the involvement of both organizations in 
social policy reforms. The categorization of these issues will emerge from the reports themselves, as 
the reviewed literature offers no guidance on which sub-area might be addressed by which 
organization. Thirdly, the specificity of the recommendations and remarks is important. In this 
regard, pointing out explicit targets and measures to combat a well-defined problem signals more 
specific involvement, while more general recommendations or merely approving or disproving of 
government initiatives signals less specific involvement. By combining these three aspects, general 
conclusions can be made about the overall involvement of the EU and the World Bank in social policy 
reforms. 
Case Selection 
The final step before these indicators can be measured is to select the accession processes 
that will be examined. The aim of this study is to analyze the involvement of the World Bank and the 
EU from the accession of the EU-8 in 2004 to the present. Therefore, the object of study is the 
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recommendations by these organizations rather than the actions or characteristics of the candidate 
countries themselves. As a result, cases will be selected based on their representativeness for the 
period of time that will be studied instead of their (dis-)similarities on other variables. Bryman uses 
the notion of exemplification to describe how cases in these instances are not selected because ‘they 
are extreme or unusual in some way but because either they epitomize a broader category of cases 
or they will provide a suitable context for certain research questions to be answered’ (Bryman, 2016, 
p. 62). In this study, this method of case selection is applied in order to make sure that the time 
period of interest to the research question is covered by the empirical data from the cases. The time 
period of interest to this study is from 2004 to the present, and cases have been selected so that all 
possible changes in the involvement of the EU and the World Bank during this period will be 
represented in the data.         
  The selection of the actual cases is guided by several other considerations. First of all, the 
case selection is severely constrained by the number of countries that have been in the accession 
process since 2004. After the EU-8 and the delayed accession of Bulgaria and Romania in 2007, EU 
expansion policy has mainly focused on the Western Balkan. The only exception has been Turkey, 
which applied for membership in 1987 and was granted candidate status in 1997. However, the 
accession process has been at a standstill in recent years after disagreements over Turkey’s policies 
led to talks being suspended until further notice in December 2016 (European Commission, 2018b). 
As a result, cases will be selected from the group of Western Balkan countries.  This furthermore 
benefits the analysis in that these countries were all recipients of World Bank credit at some point 
during their accession process. Although it has been established earlier that the World Bank also 
influences social policy reforms through other channels than loan conditionality, this removes 
concerns about whether their policy recommendations differ in countries that have never received 
World Bank credit. Secondly, since the actual outcome of the membership negotiations is not 
relevant to this study, countries that are currently in the process of accession may also be 
considered. Lastly, as mentioned before, the EU accession process is understood as starting from the 
moment when the European Council officially grants a country candidate status. For this reason 
countries which have formally applied for membership but have not been granted candidate status 
will not be considered.         
 Taking these considerations into account, two cases have been selected for this study. 
Croatia was confirmed as a candidate country by the European Council in 2004 and formally joined 
the EU in 2013 after singing the accession treaty in 2011. It has been selected because it was the only 
country in the process of accession between 2007 and 2010. Montenegro was granted candidate 
status 2010 and membership negotiations are currently still ongoing. It was selected for this study as 
it has been in the accession process for a longer period of time than the other current official 
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candidate countries (Albania, Macedonia, and Serbia). The findings from these two cases are judged 
to be representative for the involvement of the EU and the World Bank in social policy reforms in EU 
accession processes since 2004.  
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Results 
 
An overview of all policy recommendations made by the EU and the World Bank in the selected social 
policy areas can be found in Appendices A, B, C and D. The general characteristics and the most 
important developments in the involvement of both organizations in each policy area will be 
described below.  
Health Care 
EU involvement. Health care policy has been mentioned in all EU reports since 2004 and the 
number of unique remarks and recommendations in has been stable throughout this period. Most 
reports contain two or three mentions of health care policies, with Croatia’s 2005 Progress Report 
(1), and Montenegro’s 2013 Progress Report and 2018 Report (both 4) as the only exceptions.  
 Regarding the content of these remarks and recommendations, several key issues have had 
particular significance for the EU.  The need to reform the health financing system to improve fiscal 
sustainability was mentioned throughout the entire period. Reducing public spending has been the 
sole motivation for the EU’s involvement in these types of health care reforms until 2009. Since then 
policy recommendations have started to take into account the need to improve the quality of health 
care services, which started to be mentioned explicitly since 2015. Furthermore, there has been a 
notable prominence of recommendations regarding allocating financial resources towards mental 
health care in the EU reports since 2007, even in times when overall expenditure controls were 
recommended (European Commission, 2009). However, the involvement of the EU in this sub-area of 
health care seems to have started to diminish after 2015, judging by the decrease in the number of 
mentions and the shift from more specific recommendations to approving general plans made by the 
government. A final concern for the EU in health care policy has been the rights of patients in 
accessing cross-border health care, albeit only in the case of Montenegro. No new issues regarding 
health care have been raised by the EU in recent years.      
 The specificity of recommendations has only increased slightly. After the EU started to focus 
more on the quality of health care, some specific reform targets started to be pointed out, whereas 
before it had been unclear how the proposed reduction in health care spending had to be achieved. 
These specific targets included primary health care provision, medical equipment, and emergency 
medical services (European Commission, 2011, 2015). Other more specific policy recommendations 
include developing community-based services as an alternative to institutionalization and the 
training of medical staff. However, recommendations continued to lack specific measures and 
concrete indicators for tracking progress were not established, and the stance of the EU in this policy 
was mainly reactive.          
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 World Bank involvement. In accordance with the earlier research on its role in social policy 
reforms in accession countries, the World Bank was relatively actively involved in health care reforms 
in Croatia and Montenegro. The organization named health care reforms as a top priority for their 
operations in especially Croatia, stating that health care issues were not directly addressed by the 
EU. This was supported in the documents by a high number of policy remarks and recommendations: 
nine in each of the strategies for Croatia, and six in the Country Partnership Strategies for 
Montenegro.           
 Similarly to the EU, the main issue addressed within the health care system in the first years 
after 2004 was its financial sustainability. However, the World Bank generally devoted more 
attention to the outcomes generated by the health care system, which it deemed insufficient 
compared to the expenditures (World Bank, 2009, 2016). Problem areas to which more financial 
resources should have been allocated, according to the World Bank, were primary health care and 
emergency medical care. Another key issue for the World Bank has been the development of public-
private partnerships. These were considered to have a dual function; further increasing efficiency 
and thereby reduce public spending, and broadening the access to health care (World Bank, 2010). 
Quality of health care also became an increasing concern in World Bank policy recommendations. In 
its Country Partnership Strategy for Croatia for 2009-2012, it related health care to improving the 
quality of life of Croatian citizens. Similar remarks were made in the case of Montenegro. This shift 
occurred around 2008, but rationalization of health care spending maintained its prominence.  
 In contrast to the often unspecific recommendations of the EU, the World Bank clearly 
indicated the areas in which spending could be reduced and how to achieve this. Recommendations 
included shortening hospital stays and decreasing drug and hospital expenditures (World Bank, 
2009). Primary health care and the emergency medical care reforms were financially supported. 
Moreover, indicators to measure progress in these areas were established and the World Bank 
offered training programs for government officials (World Bank, 2009). Overall, both the targets and 
measures were relatively specific in all World Bank reports that were analyzed.   
    
Pensions 
EU involvement. Contrary to the theoretical expectations, the involvement of the EU in 
pension reforms has not increased since 2004. Starting with the number of recommendations and 
remarks made, pension reforms were mentioned between two and four times between 2005 and 
2015. However the last two Montenegro Reports show a decrease in the attention given to pension 
policy, and the Montenegro 2018 Reports does not mention this policy area at all anymore (European 
Commission, 2018).           
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 Pension policy was usually mentioned in relation to reducing public spending in order to 
improve fiscal sustainability. Structural reforms were only mentioned since 2012, while referring to a 
reform plan initially proposed by the World Bank. Only three EU reports specifically mentioned the 
role of pensions in alleviating poverty by transferring resources from the working to the non-working 
population. The Croatia 2009 Progress Report contained the remark that pensions were not 
adequate to eradicate poverty among the elderly, while reports from 2011 and 2014 commented on 
the overall inadequacy of pensions (European Commission, 2011a, 2014). However, these scarce 
mentions did not signal a general trend towards more focus on this aspect of pension policy. A final 
issue within the area of pension policy which the EU has focused on was ensuring pension rights for 
working years during wartime in the case of Croatia.       
 Although reducing public spending on pensions was a priority in EU recommendations in this 
policy area, few specific guidelines on how to reduce expenditures were offered, especially with 
regards to Croatia. The EU generally criticized the overall effective retirement age for being too low, 
and commented on the difference in retirement age between men and women, which it deemed to 
be too large. However, no specific recommendations were made on how to address these problems. 
Only in the Croatia 2008 Progress Report was a slightly more specific recommendation made, stating 
that the first pillar of the pension system should be reformed (European Commission, 2008). Since 
2012 recommendations have almost been exclusively limited to urging Montenegro to introduce the 
funded pension schemes based on mandatory savings proposed by the World Bank. Although these 
reforms were instigated by the World Bank, it does signal slightly more specific policy 
recommendations.  
World Bank involvement. The World Bank has been actively involved in pension reforms 
during the accession processes of Croatia and Montenegro. This is partly reflected in the amount of 
recommendations and remarks regarding pension policy made during this period. Pension policy was 
consistently mentioned more frequently than in EU reports, albeit only by a small margin. The 
number of reform proposals in this area varied from three in 2016 to six in 2009, and showed no 
clear upwards or downwards trend.         
 In line with the EU, the World Bank gave priority in pension reforms to improving financial 
sustainability by reducing public expenditures. The adequacy of the pension system was mentioned 
in 2016 in the case of Montenegro, but the observation that the system was successful in addressing 
poverty among the elderly was immediately challenged by the need to further reduce public 
spending (European Commission, 2016). In the 2009 Country Partnership Strategy for Croatia the 
World Bank mentioned that the social sustainability of the pension system was equally important as 
the fiscal sustainability, but a lot less attention was devoted to this aspect. Furthermore, social 
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sustainability was not mentioned in subsequent reports.      
 The main difference between the involvement of the EU and the World Bank in pension 
policy was the specificity of policy recommendations and the explicit mentioning of the 
consequences if necessary reforms were not implemented. For example, in the Country Assistance 
Strategy for 2009-2012, the World Bank explained how failing to strengthen second pillar funding 
might lead to low future replacement rates and inequities between different pension cohorts and 
recommended measures to improve funding (World Bank, 2009). The World Bank continued to play 
an active role in the case of Montenegro, once again providing specific targets for reforms including 
constraining entry benefit levels and the inflow of new beneficiaries, and benefit indexation. Also it 
proposed the addition of a third pillar to the pension system to broaden the scope of pension 
offerings (World Bank, 2010). Lastly the World Bank has sponsored supporting programs and the 
evaluation of the short- and long-term impacts of policy options (World Bank, 2016). 
Education 
EU involvement. Despite the EU recalling in the Croatia 2005 Progress Report that this policy 
area is primarily a competence of the (future) member states, educational reforms have constituted 
a significant part of the total amount of social policy recommendations throughout the studied 
period. The first report from 2005 already contained eight unique recommendations or remarks 
(European Commission, 2005). Even though this number decreased to three or four between 2010 
and 2013, recent reports have again shown an increase in the amount of times educational policy is 
mentioned (European Commission, 2018).        
 As far as the issues addressed by the EU are concerned, the overall quality of educations has 
been explicitly named a priority in most reports. Furthermore, the EU has regularly voiced its concern 
over the contents of the curricula, which it considered outdated and culturally biased. Both of these 
issues where mentioned in relation to the skills mismatch between students and labour market 
demands. Other priorities included lifelong learning and the recognition of international 
qualifications. Within the educational system, the EU has mostly focused on reforming higher 
education and vocational education, devoting less attention to primary and secondary education. 
Reducing public spending on education was only mentioned in one report, and generally the EU 
recommended increasing spending on education (European Commission, 2015). Overall, the targets 
of EU policy recommendations have remained constant.     
 These reform targets have been relatively specific throughout the studied period. Clear 
targets were regularly pointed out in relation to improving the overall quality of education, such as 
developing a learning outcomes approach, increasing funding of the quality assurance agency, and 
equipping students with better soft skills (European Commission, 2009, 2016). Additionally, the EU 
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attempted to influence the specific contents of the new curricula on several occasions. Examples 
include insisting that human rights and minority issues have to be adequately covered, and criticizing 
the slow implementation of these measures (European Commission, 2005, 2007, 2011). However, 
these recommendations have ceased to appear in more recent reports. Lastly, the EU has on multiple 
occasions offered the accession countries participation in EU projects on educational reforms 
(European Commission, 2006, 2014). Overall, the specificity of recommendation did not markedly 
increase during the studied period.  
World Bank involvement. Education was also named as a top priority for the World Bank in 
social policy reforms in its first Country Assistance Strategy for Croatia as the EU supposedly had not 
directly addressed these issues before (World Bank, 2004). The number of mentions of educational 
policy was consequently high with nine in 2004, but has since decreased to five in the most recent 
Country Partnership Strategy for Montenegro.       
 As far as the core priorities were concerned, subsequent World Bank reports identified many 
of the same reforms targets as those found in the EU reports, including addressing skills mismatches, 
vocational education and training (VET), and improving the overall quality. The World Bank also did 
not insist on reducing public spending on education. However, the World Bank refrained from 
addressing the contents of curricula as the EU had done regarding minority issues and human rights, 
and devoted more attention to management and leadership improvement in education. It is 
noteworthy that the World Bank held consultations on educational reforms with local authorities, 
business sectors and civil society organizations in order to identify these problem areas in the case of 
Croatia (World Bank, 2004, 2009). Overall, the reports did not show a major change in reform targets 
or proposals since 2004.         
 Similarly to EU reports, reform targets and measures were often quite specific. Unlike the EU 
however, the World Bank provided guidance on how reforms should be financed, for example by 
supporting improvements in the area of management and leadership with Education Sector 
Development Loans (World Bank, 2004, 2010, 2016). Furthermore, the 2016 Country Partnership 
Strategy for Montenegro contained the recommendation to specifically invest in science and 
technology education to compete in the European knowledge economy (World Bank, 2016). 
Moreover, on several occasions indicators were pointed out to track progress in specific areas, 
including secondary school coverage and completion (World Bank, 2004, 2010). The reports did not 
indicate a change has occurred in the specificity of World Bank recommendations and remarks since 
2004.  
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Social Inclusion 
EU involvement. The prominence of social inclusion in all EU reports analyzed is remarkable, 
given the observation that the EU’s involvement in such matters were seen as relatively limited until 
at least 2002 (World Bank, 2002). Most reports contained between four and six unique 
recommendations or remarks on social inclusion. Exceptions are the 2011 Progress Report for Croatia 
and the Montenegro 2018 Report, with seven and nine unique mentions (European Commission, 
2011, 2018). Overall a very modest decrease in the amount of times these issues were mentioned by 
the EU can be identified.         
 Several constants can be identified in the issues addressed by the EU in the area of social 
inclusion. First of all there is the extensive coverage of issues related to the social integration of the 
Roma population, supplemented with the Askhali and Egyptian population in the case of 
Montenegro. Problems for these groups in accessing health care, housing, education and 
employment were mentioned multiple times in each report. The second most mentioned group was 
the disabled, most frequently in relation to accessing public buildings but also when addressing their 
participation in the labour market. Other socially disadvantaged groups that received regular 
attention in EU reports were migrant workers and displaced persons. All these groups received 
continuous attention from the EU since 2004. The only significant addition to EU policy 
recommendation regarding social inclusion has been the recent emergence of the social inclusion of 
women and LGBTI (lesbian, gay, bisexual, transgender, and intersex) as an area of concern (European 
Commission, 2014, 2015).         
 The high number of policy recommendations was matched by a relatively high degree of 
specificity in proposed targets and measures, especially regarding the issue of Roma, Ashkali and 
Egyptian inclusion. Apart from stressing the general need to allocate more financial resources 
towards inclusion efforts, the EU has recommended several more specific measures including 
improving civil registration, decentralizing social services, improving monitoring instruments, and 
supporting infrastructural projects in Roma settlements (European Commission, 2005, 2008, 2009, 
2011). Moreover, the EU even urged the Montenegrin authorities to change the electoral law in 
order to increase Roma representativeness at the political level (European Commission, 2014). To 
improve inclusion of the disabled, the EU constantly urged the respective governments to take 
measures to reduce institutionalization and improve access to public buildings. In line with the other 
policy areas discussed, the source of funding for these policies was not directly addressed by the EU. 
Overall, the specificity of targets and measures has not changed during the studies period 
World Bank involvement. Social inclusion of disadvantaged groups has been only a marginal 
part of the World Bank’s social policy recommendations towards accession countries, especially in 
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the early reports. The Country Assistance Strategy for Croatia for 2005-2008 did not contain any 
mentions of social inclusion (World Bank, 2004). Subsequent reports contained only slightly more 
references to social inclusion policies, with three, one and four mentions respectively (World Bank, 
2009, 2010, 2016).         
 Consequently, not many different issue areas were addressed and when they were this was 
not done in a systematic way. For example, Roma inclusion was very briefly mentioned in reports in 
2004 and 2010, whereas the disabled were only given attention in Croatia’s 2009 Country Partnership 
Strategy. The most recent report indicates that the World Bank might be expanding its policy 
recommendations to more socially disadvantaged groups, as this Country Partnership Strategy 
mentioned the problems faced by the Roma, Ashkali, Egyptian, women, and ‘other groups defined by 
ethnicity, age or other’ (World Bank, 2016, p. 13). Especially women’s inclusion received increased 
attention in this report, explicitly referring to findings from the World Bank Gender Diagnostic for 
Montenegro.           
 The World Bank’s policy recommendations and remarks furthermore lack specificity in 
targets and measures. To illustrate, even when the organization acknowledged the problems the 
Roma population faces, it concluded that the Roma only comprise a small part of the Montenegrin 
population and no measures were proposed (World Bank, 2010). This stance was exemplified by the 
remark that, if requested, the World Bank was willing to support further social inclusion projects 
(World Bank, 2009). This indicates that social inclusion was not a policy area in which the World Bank 
considered it necessary to take the initiative, and as a result did not identify specific targets and 
measures. The only instance in which the World Bank made specific recommendations was when it 
urged the Croatian government to spend less on categorical benefits and more on well targeted 
social assistance programs (World Bank, 2009) Despite the minor increase in issues addressed by the 
World Bank in the most recent report noted above, policy recommendation have continued to be 
unspecific (World Bank, 2016) 
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Conclusion 
 
This study has shown that overall, contrary to the theoretical expectations, the involvement of the 
EU and the World Bank in social policy reforms has not changed substantively since 2004. However, 
the findings varied slightly among the different policy areas. The main findings are summarized in 
Appendix E. In health care, the EU slightly increased the specificity of its recommendations and 
started to focus more on overall quality. The World Bank also focused more on quality of health care, 
although the number of mentions saw a minor decrease. Overall, the World Bank was slightly more 
involved in health care reforms than the EU.        
 In EU pension policy recommendations, the only change was a decrease in the amount of 
mentions, while the involvement of the World Bank was stable on all three aspects. Consequently, 
the World Bank maintained its dominant position in pension reforms.     
 The frequency at which educational policy was mentioned by the EU fluctuated, but has not 
changed overall since 2004, while World Bank reports showed a minor downward trend on this 
aspect. The specificity and the issues addressed did not change for either organization. As a result, 
the World Bank continued to be the more prominent actor in this area.    
 Lastly, both the EU and the World Bank changed their recommendations regarding social 
inclusion policy to include women’s and LGBTI inclusion. While social inclusion was mentioned 
frequently throughout all EU reports, the World Bank has increased its amount of recommendation 
made in this policy area. No change in the specificity of targets and measures was found, which 
meant that the EU maintained its surprising dominance in this policy area.   
 The research method applied in this study has proven to be valuable in analyzing the 
different aspects of policy recommendations and remarks in order to provide a comprehensive 
overview of changes in the involvement of the EU and the World Bank. However, future research is 
likely to benefit from a wider variety of sources, possibly including interviews, in order to control for 
any discrepancies between what is written in reports and what is said during meetings between the 
respective organizations and governments. Moreover, such an approach might also shed more light 
on the degree to which the EU and the World Bank coordinated their policy recommendations, as 
suggested by Orenstein (2008a, p. 89). A final direction for future research include applying an 
approach similar to the one in this study to the accession of the EU-8 to research the unexpected 
prominence of education and social inclusion that was found in all EU reports since 2004. 
 Scientifically, the findings from this research project contribute to our understanding of the 
extent to which the EU and World Bank are involved in social policy reforms in general, and more 
specifically in accession processes. They have also revealed that overall the World Bank has been 
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more involved in social policy reforms than the EU, which is important in understanding the origins of 
the actual reforms undertaken. Finally, this study might be relevant in determining the actual 
involvement of the EU in social policy reforms, which benefits the societal and political debate in 
countries which have applied for membership or plan to do so in the near future.  
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Appendix A EU involvement in social policy reforms in Croatia 2004-2011 
 
Table A1 
EU involvement in social policy reforms in Croatia 2004-2011 
Document Health care Pensions Education Social inclusion 
Croatia 2005 
Progress Report 
- Recent health care reforms 
need to be monitored 
- Geographical disparities in 
health care supply need to be 
resolved 
- Criticizes the delay of health 
financing reforms 
- Pension rights need to be 
assured for working years 
during war times 
- Spending ratio on 
pensions should be 
further reduced, although 
efforts to control 
expenditures have already 
been made 
- Croatia will have to adopt 
measures on 
supplementary pension 
rights 
- Education is primarily the 
competence of the 
member states 
- Sound financial 
management of the 
education system needs 
to be ensured 
- Further efforts are needed 
to increase the efficiency 
and quality of the 
education system 
- Croatian education system 
suffers from outdated 
curricula, inappropriate 
financing systems and 
poorly equipped schools. 
- Recognition of higher 
education qualifications 
should be improved 
- Appropriate measures for 
the education of children 
of migrant workers will 
have to be adopted 
- System of vocational 
education and training 
needs substantial  
improvement 
- Minority issues have to 
- More financial resource 
should be allocated to 
integrating the disabled, 
including improving 
facilities 
- There is a need for 
internationally 
comparable quantitative 
and qualitative 
indicators. 
- Citizenship issues for 
Roma population have 
to be addressed, as well 
as discrimination in 
education and 
employment 
- Improvements in terms 
of expertise among 
Roma will have to be 
improved in order to 
successfully implement 
social inclusion 
programs 
- Financial resources for 
implementing reforms to 
improve the position of 
Roma need to be 
ensured 
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adequately covered in 
national curricula 
Croatia 2006 
Progress Report 
- Criticizes ambition of 
healthcare reforms 
- Financial supervision 
needs enhancement 
- Pension rights need to be 
assured for working years 
during war times 
- Attention should be paid 
to adult training and 
education 
- Coherent and 
comprehensive strategy 
on lifelong learning is 
needed 
- Praises participation in 
Education and Training 
2010 Work Program 
Coordination Group 
(ETCG) 
- Legal, institutional and 
administrative framework 
needs improvement 
- Quality of teaching needs 
improvement 
- More financial resource 
should be allocated to 
integrating the disabled 
- Praises efforts to 
improve access of 
migrant workers to work 
and education 
- More resources needed 
for education in the 
Serbian language to 
improve inclusion of the 
Serbian minority. 
- Implementation of 
action plan to integrate 
Roma into social services 
needs to be sped up. 
Croatia 2007 
Progress Report 
- More financial resources 
should be allocated to mental 
health care  
- Reforms of health care 
financing should be more 
ambitious 
- Pension rights during war 
time still not settled 
- Criticizes increases in 
pensions and the lowering 
of retirement age, 
undermining the stability 
of the pay-as-you go 
system 
- Pension system not yet 
financially sustainable 
- Education on human 
rights should be part of 
the school system 
- Curricula and equipment 
needs to be updated 
- Education system should 
be matched better with 
labour market demands 
- Education reforms need 
better implementation 
- Discrimination between 
EU and Croatian nationals 
need to be addressed 
- Criticizes social 
integration of disabled 
people, scope of right to 
health and special care 
are still limited by 
budgetary constraints 
- Implementation of 
action plan to integrate 
Roma into social services 
needs to be sped up. 
- More comprehensive 
policy addressing 
disadvantage and social 
exclusion is needed 
- Praises efforts to 
improve access of 
migrant workers to work 
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and education 
Croatia 2008 
Progress Report 
- Criticizes policy of forced 
hospitalization  
- Community-based mental 
health care reforms have not 
produced tangible results yet 
- Reforms of health care 
financing should be more 
ambitious 
- First pillar of pension 
system should be 
reformed to increase the 
efficiency of public 
spending 
- Praises efforts to extend 
the effective working life 
and decrease spending on 
pensions. 
- Criticizes the lack of 
universal coverage 
- Quality of education is still 
lacking in medical 
professions. 
- Education system should 
be matched better with 
labour market demands 
- Implementation of 
educational reforms is still 
lacking 
- Discrimination between 
EU and Croatian nationals 
has been addressed 
- Criticizes social 
integration of disabled 
people, scope of rights 
to health and special 
care are still limited by 
budgetary constraints 
- Current programs to 
improve access to 
education, health care, 
housing and social 
protection for Roma are 
not effective 
- Praises efforts to de-
centralize the social 
services in order to 
improve social inclusion 
- Implementation of 
minority employment 
provisions are lacking 
Croatia 2009 
Progress Report 
- Praises initial reforms in 
health care financing to 
reduce public spending 
- Problems with mental health 
care endure; more resources 
should be allocated and 
community-based services 
should be developed further 
- Pension rights for working 
years during wartime are 
being addressed, but 
application process should 
be more fair and uniform 
- Criticizes the lack of 
universal coverage 
- Pension system should be 
reformed in order to 
reduce public spending 
- Pensions are not adequate 
to eradicate poverty 
among the elderly 
- Praises efforts to increase 
to financial incentives to 
enroll in higher education 
- Education system should 
be matched better with 
labour market demands 
- Participation in pre-school 
education and adult 
participation in life-long 
learning should increase 
- Universities should be 
structurally reformed 
- Quality assurance agency 
should get more resources 
- Learning outcomes 
approach should be 
- EU supports 
infrastructural projects 
to improve social 
inclusion of Roma  
- Praises progress in the 
area of social inclusion 
of disabled persons 
- Progress in 
administrative and fiscal 
decentralization in order 
to improve social 
inclusion have been 
stalled 
- Praises accessibility to 
buildings for disabled 
people 
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developed - Praises increased 
enrollment of Roma 
children in education, 
but measures need to be 
more systematic and 
extended to 
employment, housing, 
social protection and 
healthcare 
- Civil registration of 
Roma population should 
be improved 
Croatia 2010 
Progress Report 
- Praises health care reforms 
aimed at streamlining hospital 
networks and the 
supplementary health 
insurance system 
- Croatia needs to continue a 
comprehensive health care 
reform. 
- Measures should be taken 
to reduce privileged 
pensions as a first step in 
reforming the pension 
system in order to reduce 
public spending. 
- Progress has been made in 
equalizing the pension age 
between men and women 
- Support ratio and deficit 
of the public pay-as-you-
go scheme have worsened 
due to the economic crisis 
 
- Praises general reforms, 
but mentions that tertiary 
education continues to 
suffer from inefficiencies, 
poor governance and a 
lack of funding 
- Strategic approach 
towards lifelong learning 
has to be developed 
- Structural reforms of 
universities and their 
funding and developing a 
learning outcomes 
approach remains a 
challenge 
- Resources should be 
allocated towards 
educational assistance 
(access, transport, 
teaching assistance) for 
children with 
developmental 
difficulties 
- Progress in 
administrative and fiscal 
decentralization in order 
to improve social 
inclusion have been 
stalled 
- Capacity of the Office of 
the Ombudsman needs 
to be strengthened to 
support the socially 
disadvantaged 
Croatia 2011 
Progress Report 
- Institutions for mental health 
care are not adequately 
equipped or professionally 
regulated, and specific 
conditions have to be 
- Structural reforms of 
pension law under the 
Economic Recovery 
Program have 
commenced, but reforms 
- Planned human rights 
education needs to be 
implemented, and the role 
of schooling in 
reconciliation should be 
- Croatian government 
should provide more 
information on social 
welfare, health care and 
pension insurance rights 
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improved upon. 
- Approves of re-organization 
of out-of-hospital emergency 
medical assistance and 
primary health care 
- Praises health care reforms 
aimed at streamlining hospital 
networks and the 
supplementary health 
insurance system 
 
have to be more 
fundamental to improve 
the growth potential and 
international 
competitiveness of the 
Croatian economy  
- Effective retirement age is 
too low due to extensive 
transitional arrangements 
for equalizing the 
pensionable age 
- Approves amendment of 
the Pension Insurance Act, 
which increases early 
retirement penalties and 
increases pensions for 
those who want to work 
longer 
- More efforts are needed 
to ensure adequate and 
sustainable pensions 
reviewed by reviewing 
teaching materials and the 
portrayal of minorities 
- Implementing learning 
outcomes approach 
remains a challenge 
- Strategic approach 
towards lifelong learning 
has to be developed 
- Praises steps taken to 
improve the overall 
quality of education, 
including training teachers 
and entitlements, and 
should apply entitlement 
criteria equally 
- Praises the adoption of 
the Social Welfare Act, 
which promotes active 
inclusion and a closer 
link between 
employment and the 
social welfare systems 
- Administrative and fiscal 
decentralization of social 
services remains limited 
- Attention should be paid 
to employment of 
minorities in the public 
sector 
- Significant challenges 
remain in reducing 
health and regional 
inequalities 
- Regulations ensuring 
physical access for 
disabled people are not 
adequately enforced 
- Roma population still 
faces discrimination 
regarding access to 
education, social 
protection health and 
housing. High 
unemployment exists. 
citizenship issues create 
difficulties in accessing 
social services 
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Appendix B EU involvement in social policy reforms in Montenegro 2011-2018 
 
Table B1. 
EU involvement in social policy reforms in Montenegro 2011-2018 
Document Health care Pensions Education Social Inclusion 
Montenegro 2011 
Progress Report 
- Implementation of National 
Strategy for mental health 
care very slow due to a lack 
of administrative capability 
and qualified staff 
- Patient’s rights in cross-
border health care need to 
be addressed. 
 
- Structural pension reforms 
have improved the quality 
of public finances. (nature 
of reforms not specified) 
- Praises process launched 
to increase the retirement 
age and equalize it for 
men and women, and to 
remove incentives for 
early retirement 
- Criticizes the 
postponement of funded 
pension schemes based on 
mandatory savings, while 
the current system is not 
financially sustainable. 
- Educational reforms are 
crucial due to the 
mismatch between skills 
and the demands of the 
labour market and the 
need for improved 
competitiveness. 
- Human and financial 
resources of the 
Ministry of Education 
and Sport needs to be 
improved in order to 
successfully implement 
education reforms 
- Vocational education 
and training (VET) needs 
modernization to fit the 
labour market better 
- Access to education for 
children with mental 
disabilities should be 
improved 
- Legal framework of the 
rights of people with 
disabilities is still 
insufficient, despite major 
improvements, and access 
to employment is limited. 
- Education system 
enrolment of Roma, 
Ashkali and Egyptian still 
lags behind, programs are 
often in place but better 
coordination is needed. 
- Access of Roma, Ashkali 
and Egyptian to social and 
health care needs 
improvement 
- Monitoring systems for 
social inclusion are 
inadequate and need 
improvement 
- Minorities remain under-
represented in public 
institutions 
Montenegro 2012 
Progress Report 
- Efforts to establish 
community-based mental 
- Increased efforts are 
needed to implement the 
- Praises educational 
reforms aimed at 
- Roma, Ashkali and 
Egyptian still have 
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 health care as an alternative 
to institutionalization have 
to be increased 
- Patient’s rights in cross-
border health care need to 
be addressed. 
 
planned pension reforms.  
- Funded pension schemes 
based on mandatory 
savings need to be 
introduced. Sustainability 
of the current system is 
still problematic. 
aligning curricula with 
professional needs and 
improve the overall 
quality, in order to make 
the Montenegrin 
economy more 
competitive. 
- Further efforts are 
needed as the current 
reforms have not fully 
addressed the skills 
mismatches 
- Praises steps taken in 
the areas of elementary 
education, lifelong 
learning, and vocational 
education 
- In higher education 
attention should be 
devoted to reinforcing 
research and adhering 
to international 
standards 
problems accessing 
satisfactory living 
conditions and social and 
health care 
- Roma, Ashkali and 
Eqyptian are under-
represented in public 
institutions; 
implementation of the 
Action Plan needs to be 
sped up 
- More human and financial 
resources are needed to 
address the problems of 
Roma, people with 
disabilities and other 
socially excluded people. 
- Further efforts are needed 
to ensure access to 
mainstream education for 
children with disabilities 
- Sanctions are needed for 
breaking the law on 
disabled persons 
- Displaced persons should 
be granted legal status in 
order to give them access 
to social and economic 
rights 
Montenegro 2013 
Progress Report 
- Healthcare in asylum-
seekers centers needs to be 
improved to meet minimum 
standards. 
- Preparations to ensure 
patient’s rights in cross-
border healthcare need to 
- Approves of a freeze of 
pensions in order to 
reduce public 
expenditures, aiming at 
fiscal consolidation 
- Increased efforts are 
needed to implement the 
- Further educational and 
vocational reforms have 
been delayed due to 
budgetary constraints  
- Quality of school and 
university education 
need to be improved 
- Praises the adoption of 
laws on social and child 
protection, and action 
plans on improving the 
position of Roma, Ashkali 
and Egyptian and the 
elderly. 
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start. 
- Efforts to establish 
community-based mental 
health care as an alternative 
to institutionalization have 
to be increased 
- Implementation of plans for 
training of front-line staff 
providing mental health 
care is needed 
planned pension reforms.  
- Funded pension schemes 
based on mandatory 
savings need to be 
introduced. Sustainability 
of the current system is 
still problematic. 
- Mismatch between 
educational 
qualifications and the 
labour market needs to 
be addressed 
- Memorandum was 
signed on the 
participation of 
Montenegro in the EU 
lifelong learning 
program. 
- Roma are under-
represented at the 
political level based on the 
current electoral law 
- Discrimination of Roma in 
access to employment, 
social care and health care 
remains prevalent 
- Access to educational and 
medical buildings for 
disabled people remains 
problematic 
- Law on prohibition of 
discrimination against 
people with disabilities 
has shortcomings 
Montenegro 2014 
Progress Report 
- Praises attempts to reduce 
the number of employees in 
the health care sector by 
10% 
- Preparations to ensure 
patient’s rights in cross-
border healthcare need to 
start. 
- Some steps in establishing 
community-based mental 
health care have been taken 
- Increased efforts are 
needed to implement the 
planned pension reforms.  
- Funded pension schemes 
based on mandatory 
savings need to be 
introduced. Sustainability 
and adequacy of the 
current system is still 
problematic. 
- Montenegro should 
enhance the quality of 
education, including 
vocational education 
and adult training 
- Praises plans for major 
savings in the education 
sector by reducing 
employees 
- Mismatch between 
educational 
qualifications and the 
labour market needs to 
be addressed 
- Adult education for 
private sector 
employees needs to be 
promoted 
- EU offered Montenegro 
to participate in the 
- Roma community still 
faces discrimination in the 
area of employment, 
health issues and housing 
- Lower electoral thresholds 
should be set for Roma, in 
order to ensure political 
representation and 
thereby raise awareness 
for social exclusion issues 
- Progress has been made 
on the rights of LGBTI 
issues through capacity-
building activities for civil 
servants and police 
officers. 
- Equal access to health 
care services needs to be 
ensured for socially 
disadvantaged groups 
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Erasmus+ program to 
increase the 
international orientation 
of Montenegrin 
students and education 
- Access to educational and 
medical buildings for 
disabled people remains 
problematic 
Montenegro 2015 
Report 
- Montenegro should do 
more to enhance patient 
safety and the overall 
quality of healthcare 
- Mechanism for the 
implementation of the law 
on patient’s rights in cross-
border needs to be 
improved. 
- Approves the Action Plan to 
improve mental health care 
- Pension law was amended 
to grant more favorable 
pension rights in certain 
cases.  
- The pension system 
should be made more 
sustainable and adequate, 
including through further 
measures restricting early 
retirement, and more 
options for individual 
participation in funded 
pension schemes based on 
mandatory savings 
- Approves freezing 
pensions 
- Montenegro should 
continue with curricula 
reform in primary and 
secondary education to 
teach basic and 
transversal skills and 
focus on learning 
outcomes,  
- Teacher training needs 
to be improved 
- Montenegro should 
revise its enrolment 
policies in vocational 
and higher education 
- Actively pursuing quality 
improvements 
throughout the 
education system is 
necessary 
- Cooperation between 
business and education 
needs strengthening 
- Education and skills 
need to be better 
aligned with labour 
market needs 
- Inclusion of students with 
disabilities in higher 
education should improve, 
law needs to be fully 
implemented  
- Montenegro should 
increase labour market 
measures aimed at 
employing young people, 
long-term unemployed, 
and people from 
vulnerable groups 
- Administrative and fiscal 
decentralization of social 
services needs to be 
improved in order to 
enhance social inclusion 
- Public buildings 
accessibility should be 
improved 
- Financial assistance for 
women on maternity 
leave has been decreased 
to a level which might 
cause employment 
discrimination. 
- Although participation in 
education has increased, 
active measures to include 
the Roma and Egyptian in 
the job market need to be 
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pursued 
Montenegro 2016 
Report  
- Montenegro should do 
more to enhance patient 
safety and the overall 
quality of healthcare 
- Praises the adoption of the 
law on healthcare insurance 
 
- Immediate measures to 
restrain spending on 
pensions have to be taken 
in order to generate 
budget savings (measures 
not specified) 
 
- Montenegro should 
implement strategies to 
align education and skills 
policies with labour 
market needs by 
improving the quality of 
education and equipping 
students with better 
basic and transversal 
skills 
- Montenegro should 
address problems by 
increasing spending on 
education to the EU 
average 
- Educational institutions 
should equip students 
with better soft skills in 
order to improve their 
employability 
- Montenegro should 
revise its enrolment 
policies in vocational 
and higher education 
- Participation in early 
childhood education 
should increase 
- Efforts to provide 
adequate support 
services for children 
with special education 
needs should continue 
- Capacity of teachers to 
implement the new 
curricula should be 
increased 
- Adequate financial 
resources for social 
inclusion plans need to be 
ensured 
- More should be done for 
the social inclusion of 
Roma, including 
addressing housing needs, 
representation in politics 
and public institutions, 
and access to the labour 
market and social services 
- Access to health 
protection and care 
should be improved for all 
socially disadvantaged 
groups 
- Public buildings 
accessibility should be 
improved, as they are 
currently restraining the 
freedom of choice in 
education and health care 
- Links between activation 
measures and social 
protection have to be 
strengthened in order 
achieve better inclusion of 
hard-to-employ groups 
- Life-long subsidies 
introduced to mothers 
with three or more 
children will diminish 
women participation in 
the labour market 
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Montenegro 2018 
Report 
- Legislation on patient’s 
rights in cross-border health 
needs to be fully 
implemented 
- Lack of fiscal sustainability 
impacts the work of public 
health bodies, programs 
and actions negatively 
- Specifically criticizes the 
over-prescription of 
medicines and antibiotics. 
- Alternative care services 
need to be strengthened to 
complete the successful de-
institutionalization efforts 
for children  
- - - Praises broad reforms 
undertaken to improve 
the overall quality of 
education 
- More efforts are still 
needed to address the 
skills mismatch 
- Quality of vocational 
education and training 
needs to be improved 
- Efforts to increase pre-
school participation 
rates need to be 
continued 
- Curricular reforms in 
primary and secondary 
education need to be 
continued 
- System for quality 
assurance and 
monitoring mechanisms 
need to be ensured for 
vocational education 
and training 
- The training of teacher 
should focus on 
developing students’ key 
competencies 
- Budget provided for the 
strategy for the social 
inclusion for Roma and 
Egyptians is insufficient. 
- Access to health care and 
protection should be 
improved for all socially 
disadvantaged groups 
- Support measures to 
increase labour market 
participation of women 
are necessary 
- Montenegro should 
increase its efforts to 
improve the inclusion of 
women 
- Outreach to Roma needs 
to be improved, and 
mainstream employment 
activities need to be 
adjusted to their situation 
- Prevention measures 
against Roma school drop-
outs are not implemented, 
and insufficient attention 
is given to adult education 
- Montenegro should 
introduce active labour 
market measures for 
women affected by the 
loss of social benefits to 
maintain social inclusion 
- Decentralization of social 
services should have 
priority to assist the 
implementation of local 
social inclusion plans 
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- More funding is needed 
for ensuring access to 
public buildings for people 
with disabilities, as well as 
for consultation 
mechanisms and 
representative 
organizations 
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Appendix C World Bank involvement in social policy reforms in Croatia 2005-2011 
 
Table C1 
World Bank involvement in social policy reforms in Croatia 2005-2011. 
Document Health care Pensions Education Social Inclusion 
Country Assistance Strategy for 
the Republic of Croatia for the 
Period FY05-08 (2004) 
- Health care spending 
should be significantly 
reduced in order to 
compensate for 
lowering taxes to 
increase 
competitiveness.  
- Health spending is too 
high compared to 
health outcomes, and 
cost containment and 
system rationalization 
is necessary 
- Health reforms are 
priority for World Bank 
as they are not directly 
addressed by the EU 
- Reduction should 
come from more 
efficient and reduced 
drug and hospital 
expenditures 
- Performance based 
contract should be 
introduced 
- Primary health care 
should be improved 
through increased 
budget share, from 
- Pension spending 
should be significantly 
reduced in order to 
compensate for 
lowering taxes to 
increase 
competitiveness.  
- Current pension policy 
is incompatible with 
sustaining the multi-
pillar pension reform 
that was introduced in 
2002 with help of the 
World Bank, and needs 
to be revisited 
- Rationalization of 
social benefits and 
improved targeting will 
improve fiscal and 
social sustainability of 
the pension system 
- Domestic debt market 
has to be developed 
for second pillar 
pension funds 
investments 
- Education system 
reforms are top 
priority 
- Modern vocational 
training and education 
needs to be 
established 
- Education sector 
priorities for Croatia 
should include 
curriculum 
development, 
evaluation of 
education outcomes, 
and strengthening of 
policy developments 
and accountability in 
order to improve 
workforce 
competitiveness. 
- Additionally, 
monitoring and 
evaluation systems 
need to be introduced.  
- Education 
management and 
leadership should be 
strengthened. These 
reforms will be 
- Inclusion in growth is 
constrained by high 
unemployment and low 
labour force 
participation 
- World Bank supports 
meetings of Roma 
leaders to discuss 
participation in 
educational inclusion 
programs. 
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16% now to 20% in 
2008 
- Health reforms will 
add to social 
sustainability of the 
CAS 
- Offers training 
programs for public 
officials on health care 
reforms 
- Offers advisory 
assistance on 
implementing public-
private partnerships to 
improve health care 
and  on modernizing 
medical facilities 
supported by an 
Education Sector 
Development Loan 
- Education reforms are 
priority for World Bank 
as they are not directly 
addressed by the EU 
- Client survey 
expressed that World 
Bank was least 
effective in education 
- Educational reforms 
should increase 
secondary school 
completion from 78% 
to 85% in 2008 
- Consultations were 
held with 
representatives of 
local authorities, 
business sectors and 
civil society 
organizations 
Country Partnership Strategy 
for the Republic of Croatia for 
the Period FY09-FY12 (2009) 
- Rationalization of 
health care spending 
would alleviate fiscal 
pressures, although it 
might create problems 
for the government.  
- Health outcomes are 
better than in 
countries with similar 
incomes, but costs are 
too high, related to 
large benefits and 
widespread 
exemptions 
- Some pension 
programs discourage 
individuals to 
participate in the 
labour market, thereby 
adding to the severe 
unemployment 
- Recent reduction of 
disincentives for early 
retirement are not 
consistent with the 
need for increased 
labour participation 
and the need to 
- Skills mismatches have 
to be addressed 
through improved 
vocational education 
and training, and 
lifelong learning 
- Education system 
should be enhanced to 
support the transition 
to a knowledge-based 
economy.  
- Enrollment and 
completion rates in 
secondary and higher 
- Government should 
promote greater social 
inclusion through 
spending less on 
categorical benefits and 
more on well-targeted 
social assistance 
programs 
- Social policies should be 
better targeted 
- Bank would support 
further social inclusion 
activities if requested 
(So no initiatives) 
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- To promote a quality 
of life equal to the rest 
of Europe, Croatia 
should provide its 
citizens with access to 
quality health facilities 
- Health spending is at 
7,7% of GDP high 
compared to countries 
that joined the EU in 
2007 
- Health delivery system 
relies too heavily on 
inpatient care 
treatment, and the 
length of hospital stays 
should decrease 
- Bank has offered 
technical assistance to 
implement changes in 
health payments 
systems and quality 
assurance systems 
- World Bank supports 
investments to 
improve the 
emergency response 
capacity 
- Criticizes lack of 
progress towards 
increasing the budget 
share of primary 
health care 
- World Bank completed 
Croatian Health 
Financing study in 
2004, but 
reduce fiscal pressures 
in the light of an 
ageing population 
- Minimum and 
disability pensions 
were raised, reversing 
the achievements of 
World Bank-initiated 
pension reforms 
- Second pillar funding 
needs to be 
strengthened to 
prevent low future 
replacement rates and 
eliminate inequities 
between different 
pension cohorts 
- Social sustainability of 
the system is equally 
important as the fiscal 
sustainability, and 
differences in 
privileged and old-
aged pension have to 
be addressed.  
- World Bank-sponsored 
Pension System 
Investment Project has 
helped to channel 
second pension pillar 
contributions into 
selected pension funds 
education need to be 
improved. The Bank 
will provide support 
for these reforms, 
closely aligned with 
the government’s 
education strategy 
- The pace of reducing 
the percentage of 
higher education 
students enrolled in 
VET-programs should 
be higher 
- Three-shift schools 
should be eliminated 
and replaced by single-
shift schools 
- Consultations were 
held with 
representatives of 
local authorities, 
business sectors and 
civil society 
organizations 
- Initiatives to integrate 
disabled into society are 
hindered by efforts to 
improve current 
institutionalization 
programs 
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recommendations 
were only partially 
implemented by the 
Croatian government 
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Appendix D World Bank involvement in social policy reforms in Montenegro 2011-2018 
 
Table D1 
World Bank involvement in social policy reforms in Montenegro 2011-2018 
Document Health care Pensions Education Social Inclusion 
Country Partnership Strategy 
for Montenegro for the period 
FY11-15 (2010) 
- Montenegro needs to 
continue 
comprehensive reform 
of health care to 
improve its 
sustainability and 
access to care in 
underserved areas 
- World Bank has 
supported programs to 
improve controls on 
pharmaceutical costs 
and to upgrade the 
legal framework of the 
national Health 
Insurance Fund 
- Montenegro also 
needs to improve the 
quality and coverage 
of secondary and 
tertiary care needs. 
- Models of public-
private cooperation 
need to be introduced 
to broaden the access 
of affordable 
healthcare 
- A national strategy for 
improving quality 
- Public pension system 
reforms should be a 
priority, because 
although it function 
well on preventing 
poverty among the 
elderly, revenues from 
contributions are 
lower than 
expenditures 
- Necessary measures 
include constraining 
entry benefit levels, 
benefit indexation and 
the inflow of new 
beneficiaries 
- Pension administration 
and the collection of 
social contributions 
need to be 
strengthened 
- Pension monitoring, 
analysis and 
identification of 
reforms need to be 
strengthened 
- Establishing a third 
pillar providing options 
for voluntary private 
- Further modernization 
of the education 
system is needed, 
including aligning with 
EU standards and 
demands from the 
labour market 
- Shortage of highly 
skilled employees 
needs to be addressed, 
as it constrains growth 
and socio-economic 
development 
- Secondary and higher 
education coverage is 
insufficient and quality 
improvements are 
needed 
- Higher education 
funding model needs 
to be revised to 
reward excellence in 
teaching and research 
- Management in higher 
education institutions 
needs to be improved 
- World bank will 
support capacity 
building in higher 
- Roma, Ashkali and 
Egyptian population is 
overrepresented in 
poverty statistics, but 
the group only 
comprises less than 
two percent of the 
population.  
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assurance programs 
needs to be developed 
- Health management 
systems need to be 
strengthened to 
improve quality of care 
and scale up programs 
pension is a priority in 
order to broaden the 
scope of pension 
offerings 
 
education to 
strengthen Science 
and Technology 
Education 
-  
Country Partnership Strategy 
for Montenegro for the Period 
FY16-20 (2016) 
- World Bank will 
support public 
financial management 
through selected 
programs to improve 
the efficiency of public 
spending in health and 
revenue collection  
- Efficiency and quality 
of health spending 
needs to be improved 
to address non-
communicable 
diseases and an ageing 
population 
- Per capita spending is 
too high for 
Montenegro’s income 
level 
- Expenditure cuts were 
undercut by salary 
increases for all health 
personnel 
- Hospital should be 
financed based on 
outputs or quality 
- Health insurance 
benefits have 
expanded excessively, 
and have undermined 
- Rise in minimum 
pensions has added to 
increasing concerns 
about fiscal 
sustainability 
- Early retirement has to 
be addressed in order 
to ensure sustainability 
of the pension system 
- World Bank supports 
increased efforts to 
evaluate short- and 
long-term impacts of 
pension policy options 
- Montenegro’s 
spending levels on 
education are on the 
EU’s average, but 
result are not 
- Alignment between 
curricula of vocational 
schools and the 
demands of the labour 
market needs to 
improve, in line with a 
general need to reduce 
the skills mismatch 
between the 
education system and 
the labour market 
- Strengthening lifelong 
learning, education 
and vocational training 
is necessary to ensure 
inclusive labour force 
participation 
- The perception of the 
relevance of higher 
education programs 
and degrees needs to 
be improved 
- Tripartite dialogue 
between the World 
Bank, the EU and the 
- Women’s access to 
economic 
opportunities are 
lower than men’s, and 
similar gaps exist for 
other population 
groups defined by age, 
ethnicity or other 
- Roma, Ashkali and 
Egyptian population 
suffers from a lack of 
economic 
opportunities and 
access to public 
services 
- It will be important to 
foster job creation in 
labour-intensive, lower 
skill sectors to 
promote inclusion 
- A lack of alternative 
childcare options 
reduces women’s 
participation in the 
workforce 
-  
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financial sustainability. 
This might 
compromise quality or 
provision of primary 
health care 
Croatian authorities is 
necessary to 
coordinate activities. 
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Appendix E Changes in EU and World Bank involvement in social policy areas per aspect 
 
 
 
 
 
 
 
 
Table E1 
Changes in EU involvement in selected social policy areas per aspect. 
Policy area Number of mentions Issues addressed Specificity  
Health Care No changes Minor changes; more 
attention for health care 
quality 
Minor increase 
Pensions Major decrease No changes No changes 
Education Major decrease followed 
by equal increase 
No changes No changes 
Social Inclusion Minor decrease Minor changes; women’s 
and LGBTI inclusion 
mentioned 
No changes 
Table E1 
Changes in World Bank involvement in selected social policy areas per aspect. 
Policy area Number of mentions Issues addressed Specificity  
Health Care Minor decrease Minor changes; more 
attention for health care 
quality 
No changes 
Pensions No changes No changes No changes 
Education Minor decrease No changes No changes 
Social Inclusion Minor decrease Minor changes; women’s 
and LGBTI inclusion 
mentioned, more groups 
mentioned in one report 
No changes 
